Abstract: Problem formulation is a critical step in the public policy process. Nonetheless, this importance is not listed in regular policy textbooks and is often overlooked. This study uses the case of sandstorm-combating in Minqin County, China, to illustrate the problem. Through statistical analysis of the data, the authors have demonstrated how policy formulation could be set on the wrong premise and lead to wrong policy consequences, particularly in the case of environmental issues for which full information is not readily available. In conclusion, the authors argue that conscientious attention to policy problem formation, careful empirical analysis, and collaborative participatory efforts are essential to ensure public policy success. policy process and what is the outcome of their interplay becomes an important issue of concern in public policy making. For this reason, we proceed to anatomize a case of policy making in Minqin County in north China. The case can help shed light on our understanding of the critical importance of problem formulation in public policy making.
P olicy scholars have described the policy process as consisting of a few critical steps such agenda setting, policy formation, policy legitimization, resource attachment, policy implementation, policy evaluation, and policy change (Jones, 1970; Lynn, 1987) . However, not many of them have paid due attention to the issue of problem formulation, a step in between agenda setting and policy formation. A search for the key words "problem formulation" in public policy literature yields only very limited results. One would wonder why this critical step in the policy process has been omitted. As early as the 1940s, in this classical work "the Administrative Behavior," Nobel Prize Laureate Herbert Simon (1997) lamented our lack of knowledge about the "mechanism of problem formulation" even in an already set policy agenda (p. 125). He said, "The problem is on the agenda, but finding an appropriate problem representation is difficult and has not yet been fully achieved" (Simon, 1997, p. 126) . Vickers (1965) recognized the importance of problem formulation and argued that the framework within which the problem is defined will do more than any other act to affect the future events. Munger, too, studied the meaning of problem formulation and argued that:
… 'problem formulation' often includes, at least implicitly, a theoretical model of causation. This stage includes the listing of available alternatives. One important task for the analyst is the redefinition, or creative restatement, of the problem in such a way that new alternatives become available. (Munger, 2000, p. 7) These arguments are literally stating that the way the problem is articulated has already implied its solution. Rittel and Webber (1973) went so far as to argue that the problem cannot be defined until its solution has been found, and that it is the designers' idea on how to solve the problem that determines the type of information needed for defining the problem. Furthermore, authors argue that "You're not solving the problem, you're just redefining it" (Wildavsky, 1987, p. 56) , and the redefinition of problem alters the view not only of the problem "but also of the power to decide who should define it" (Wildavsky, 1987, p. 57) .
Indeed, there are different policy actors at play in the policy process. Due to the necessity of division of labor, in any organization, some people "acquire the skills and perquisites of leadership" while others "become accustomed to being led." Except for authority, individuals in diverse fields such as policy analysts, sociologists, and philosophers of science, also can influence the redefinition of problems (Wildavsky, 1987, p. 57) . At different points in the policy process, they may strive to have their own say. How these policy makers represent themselves in the policy process and what is the outcome of their interplay becomes an important issue of concern in public policy making. For this reason, we proceed to anatomize a case of policy making in Minqin County in north China. The case can help shed light on our understanding of the critical importance of problem formulation in public policy making.
The Case
The case is drawn from Minqin County (102°45`~103°55`E, 38°20`~39°10`N), China, also called Minqin Basin in some academic articles. The county is typical of many of the oasis counties in inland China with a combination of pastoral and agricultural production regimes (Reynolds, 2001) . It is located in the northeast of the Hexi Corridor (the most important part of the old Silk Road) on the lower reaches of the Shiyang River on the Alashan Plateau, and bounded by the Tengger and Badain Jaran deserts, two large deserts in northwest China, in the east, west, and north. It covers an area of 16,000 square kilometers. Minqin County falls under the jurisdiction of Wuwei city (approximately 70 or 80 km from Wuwei) in central-eastern Gansu province and was once a natural barrier in the path of the encroaching sand (Figure 1 ). In the past 5 years, especially the past 2 decades, it has been seriously affected by desertification and changed into one of the driest places nationwide. It is eaten away by encroaching sands at a speed of 8 meters a year, causing periodical sandstorms in the region. Many people have left their hometowns. Some villages now only have a few residents. For example, 10 years ago, 40 families lived in the small village of Huanghui on the boundary of the oasis, but now only two families remain (Wang et al, 2000; Yang, Squires & Lu, 2001: Preface, vii) . Because of its severe desertification, Minqin Oasis has become one of the four major sources of sandstorms in north China. As severe weather phenomena and major disasters in arid and semi-arid areas, severe sandstorms not only cause serious air pollution and environmental problems (Ologunorisa & Tamuno, 2003; Goossens, 2000; Ta et al, 2003) but also cause other negative economic and developmental consequences such as delays and reduction in pasture for livestock, road closures, and settlements, even villages can be enshrouded with sand (Natsagdorj, 2003) . On May 14, 2005, a Black storm appeared in Minqin. This strong sandstorm lasted for almost 3 hours and created the lowest visibility record that year. The crops along the line swept by the sandstorm were buried or brought down, and the economic losses in the whole county reached to 98.105 million RMB (China Meteorological Administration, 2005) .
Figure 1. The map of Minqin County
Source: Sun et al., 2008, p. 304 Although frequent sandstorms, as caused by desertification, are products of many natural and human factors (Berry et al, 1977; Bryson, 1973; Chouhan, 1992; Glantz, 1977; Wang, Zhang and Ma, 2003; Wang and Zhu, 2003; Zhu, 1998) , studies before 1990s tend to attribute this to the behavioral problems of the local farmers rather than to inadequate governmental polices. For example, an article by Zhu (1990) argued that urban industry and the state are accountable for only 9% of the desertification problem nationally, whereas rural farmers are accountable for as much as 85.5%. An article in China Daily asserted: …overgrazing and blind reclamation cause degeneration of the grassland. Rare animals are killed wantonly … and famous scenic spots are damaged in varying degrees. Yet not all people take ecology seriously. Some ignorant people regard it as of no importance, thinking timber is more profitable than forest and making money more necessary than protecting scenic spots. (China Daily, 1987 ; Cited from Williams, 1997) Furthermore, during this period, many studies are often refutable. Researchers, especially those studying this problem from a social science perspective, were often officials in governments and some were scholars who often incorporated their ideas in various governmental reports and correspondence. Thus, these studies often relied on researchers' intuition, prejudice, and ideologies rather than careful evidence collection and scientific research. As they blamed the farmers, these studies also argued that previous regimes aggravated and ignored desertification, especially the Qing Dynasty and the Republic of China (Bureau of the Ministry of Forestry, 1990; Government of China, 1980; Kou & Xue, 1990; Williams, 1997; Zhu, 1990) . These studies stated that the previous governments' belief in the superior socialist institution prevented them from looking into the governmental policies themselves.
On the basis of these biased, unproven, and even flimsy arguments, three major methods were chosen to combat desertification, which is regarded as the major cause of sandstorms . Based on Chairman Mao's philosophy of class-struggle and the heroism of "man can conquer heaven," the first major method of desert control was to develop water resources, reclaim barren land, improve soil, harness the sand, create new oases or pastures, and improve use of gobi land or transform the gobi. Water, grass, forest, and folder were deemed as four elements of desert control. During that time, many new fields, pastures, and forest lands were dramatically created (LIGCD & CAS, 1980; OEP, 1980; WCWB, 1980) . These policies were also supported by some scientists. For example, a Kezhen Zhu, a very famous scientist, even wrote a very well-loved and romantic essay entitled "March in Desert" (Zhu, 1961) . The second method was to plant trees and create forestry on a large scale. This policy was first implemented in Mao's era (WCWB, 1980) . After 1976, it was again implemented, especially in the 1980s (MXBW, 1994) . The third was to build dams and reservoirs. Under this policy, canals were constructed on the mountainside to bring water into the desert and reservoirs were built "on land in-between sand dunes, in lakes and marshes, and on shoaly land along the rivers to collect and conserve flood waters, in order to make full use of the water and land resources in the desert regions" (LIGCD, 1980, p. 133) .
Although these polices in the short run led to some positive results, in the long run, they were destructive. First, the policy of "marching into the desert" created new oases and pastures and transformed the gobi in the short run; however, because of the lack of necessary natural conditions such as water resources, these developments were not sustainable in the long run. Once the necessary natural conditions could not be sustained, new desert was inevitably created. Furthermore, because the original frangible equilibrium in desert was already destroyed, the situation became worse before these policies were implemented. Second, these policies destroyed the local governments' traditional self-governance system. Before 1949, although there were many problems in combating desertification, the locals already developed many traditional methods to resolve this problem, which were effective to some extent. After 1949, however, this system was compromised. For example, an analysis by Minqin Bureau of Water Resources indicated that the traditional scheme of water distribution between Minqin County and Wuwei City was reasonable before 1968, when it was adjusted according to the fluctuation of weather conditions. However, because of the new policy, after 1969, Wuwei City began to draw more and more water, reducing the available water flowing into Minqin County (Li & Chang, 1989, p. 239) . Third, the implementation of the policy of planting trees and forestation destroyed the original frangible ecological equilibrium rather than protecting the environment. Furthermore, it accelerated the situation of limited water and also increased evaporation (Miao & Wang, 2001) . Notably, white poplars were called 'lift pumps' because they evaporated a great amount of water through their leaves. But during this period, white poplar was the most commonly planted species of tree. Fourth, strict control by the central government and corruption made this situation even worse. For example, under the requirements of organizing farmers and other social actors to plant trees, the local government only focused on how many trees they could plant every year and ignored ecological problems and following management and protecting problems. Planting trees and forestation really became a new fuse of desertification in Minqin rather than a tool of environmental protection. Fifth, many reservoirs destroyed not only the natural equilibrium but also traditional water-use systems, and then led to unreasonable water use, deteriorated desertification problem, and enlarged deserts. For example, because many reservoirs were built since 1950s on the upper-reaches of Shiyang River, the water flowing into Minqin dramatically decreased, resulting in a major cause of the desertification problem in modern Minqin (Li & Chen, 2001; Zhao et al., 2004; . In 1962, Mr. Li, the Magistrate of Minqin County, even took a detonator to the dams on the upper-reaches of Shiyang River with the full intention to bomb it out. However, the upper level governmental leaders disagreed with Li and demoted him (Liu, 2003) . Unfortunately, the nightmare Li feared became the reality. Serious desertification and sandstorms troubled Minqin County in the next 30 years.
After entering the 1990s, more researchers became interested in the problem of desertification in Minqin. These studies have identified the following factors as the leading causes of desertification, and hence, sandstorms: (a) many years of unprecedented dry weather with low precipitation but high evaporation (Average precipitation is 110 mm but evaporation is 2640 mm annually) (e.g., Joey, 2004) ; (b) rapid growth of the human population (e.g., Ci, 2001) ; (c) the traditional agriculture structure of Shiyang River and the expanding mechanism of traditional agriculture (Yang et al, 2002; Ma et al, 2003) , and unreasonable land use (e.g., Reynolds, 2001; Yang et al, 2002; Song et al, 2003; Ma et al, 2003) ; (d) too much land reclamation, too rapid industrial development along the upstream of Shiyang River (e.g., Joey, 2004; Ding, Wang & Huang, 2003) and reservoir construction on the upper reaches of this river (e.g., Zhang, 2004) led to decreased water flowing from upper-reaches (e.g., Li & Chen, 2001; Zhao et al., 2004; ; (e) increased livestock numbers and overgrazing in Minqin County(e.g., Reynolds, 2001) .
Three major problems of these studies are:
(a) they often made their conclusions or findings on the basis of simplistic observations, several interviews, and researchers' own imagination rather than by way of scientific field studies and statistics analysis; (b) these studies are fragmented and lack a comprehensiveness; and (c) they transcendentally assumed that farmers are mainly responsible for these natural phenomena. For example, through studying the landscape changes of Minqin oasis from 1987 to 2001, some researchers claimed that human beings are reconstructing the landscape of the oasis. This claim led them to simply conclude that farmers' unreasonable land use changed the landscape pattern and the condition of water resource accelerated the landscape deterioration (Song et al, 2003) .
On the basis of these arguments, many new government policies were formulated after 1990. Notably:
(a) Gradually move some residents to other places. For example, of the 80,000 farmers in Minqin County, 30,000 were relocated in 2003, according to the county chief (Cao, 2004) .
(b) In 1995, the central government invested more than 300 million yuan (US$36 billion) to build Water-Transfer Project Traversing Desert, which diverts water from the Yellow River into the Hongyashan Reservoir after running through four counties, including a 99-kilometer section in the Tengger Desert. This project is designed to channel 61 million cubic meters of water into the Hongyashan reservoir annually, and is expected to water the original 44,513 hectares of irrigable farmland and to feed 8,800 more hectares in Minqin County.
(c) Established the Shiyang River Basin Administrative Bureau (SRBAB) to plan and manage the reasonable uses of the water and the downriver unification dispatch, and legally regulates waterways. This project argued that the water flowing to Minqin by way of the river must be maintained at a level sufficient to guarantee the long-term survival of the oasis. The conflicting demands for water use in the upper, middle, and lower reaches of Shiyang River, however, have not yet been satisfactorily resolved.
(d) To arrest and reverse the decline in land productivity and living standards by improving water use, farming systems, and range management through the extension of more appropriate technologies, a project called Integrated Desert Control and Sustainable Agriculture was started in 1993. This project was implemented by several institutes, such as the Gansu Desert Control Research Institute (GDRCI) and the Minqin Integrated Desert Control Experiment Station (MIDCES) (Reynolds, 2001 ).
At first glance, all these policies are reasonable strategies for combating desertification. However, these policies are based on the original conviction that farmers created the problem and the government is the problem solver. Farmers' participation in making these policies was trivial.
Have these policies been effective? The head of the Minqin County gave his answer, "Although some part of the eco-environment has witnessed improvement, the deterioration of the ecology in Minqin as a whole has not been curbed." Approximately 94.5% of the area of the county has now succumbed to desertification. Much of the desert vegetation has died or withered, and drifting sands extend more than 600,000 mu (about 40,000 hectares). Based on a survey about the farmers' response to some government dominant eco-environment protection policies, such as returning grain plots to forestry, enclosing grasslands and allowing plants to re-inhabit naturally, rearing livestock in pens, readjusting industrial structure, and emigration in Minqin, one study even found that there are serious contradictions between these policies and farmers. Governmental coercion often led to farmers' resistance rather than cooperation. From example, farmers chose slinking grazing as a major method to improve their income when the policy of enclosing grasslands was implemented, which destroyed more grassland than before (Fan, Ma, & Zhou, 2005) .
Why were these policies not more effective? Further analysis of the problem suggests that it is not only policy formulation or implementation but also the identification of the policy problem-policy problem formulation-that is the root cause.
Modeling Human and Natural Impacts on Sandstorms
To verify our assertions, we gathered as much annual data as possible from 1956 to 2000 from the government gazette of Minqin County and the Meteorological Bureau of Minqin County to conduct a systematic analysis. Our study covers both the eras of before 1990s and after 1990s and all the important and measurable factors influencing desertification and sandstorms in Minqin. Some are human factor data: (a) the population growth of the year before the last year (the correlation coefficient is -0.3274), (b) the abandoned land areas of the year before the last year (the correlation coefficient is -0.3220), (c) average farmer income change of the last year (the correlation coefficient is 0.6091), and (d) the water amount flowing from upper reaches of three years before (the correlation coefficient is -0.0955). Overgrazing resulting from increased livestock numbers led to farmers' income change. Too much land reclamation from rapid industrial development and reservoir construction along the upstream of Shiyang River led to the decrease of water flows from the upper-reaches.
Other information is related to natural forces: (a) the number of strong winds of the current year (the correlation coefficient is 0.6536), (b) the total temperature of the current year and the last year (the correlation coefficient is -0.4474), (c) the precipitation of the last year (the correlation coefficient is -0.1840), (d) the total evaporation of the current year and the last year (the correlation coefficient is 0.3382), and (e) the number of sunspots of the current year (the correlation coefficient is 0.1158).
Generally, many scientists (e.g., Xia et al., 1996; Qia, et al., 1997) believed that strong wind is the one of the three most important natural conditions of sandstorms (the other two are the desertificated and sandy land and the unstable atmospheric conditions). Some researchers (Wang & Ma, 2004 ) also found that sunspots may also influence sandstorms. Thus, although the influence of strong winds and sunspots was not mentioned yet in academic research, we also included these two variables in our model.
On the basis of this information, we built a model estimating the impact of these factors on sandstorms, which are not only an important process of accelerating land desertification but also an important indicator reflecting the degree of desertification (Wang et al., 2000; Yang, Squires & Lu, 2001, Preface, vii) . Also, the number of sandstorms can be easily measured. In the model, the annual number of sandstorms is the dependent variable, denoted as SA 1 . The independent variables include: (a) population growth of the year before the last year, denoted as ∆PO(t-2) (the unit is 10 thousand, and ∆PO = POt -POt-1); (b) the abandoned land areas of the year before the last year, denoted as ∆L(t-2) (the unit is 10 thousand "mu"-about 40,000 hectares), and ∆Lt = Lt -Lt-1); (c) average farmer income change of the last year, denoted as ∆I(t-1) (the unit is Yuan, and ∆I = It -It-1); (d) the water amount flowing from upper reaches of 3 years before, denoted as ∆WA(t-3) (the unit is 0.1 billion m3, and ∆WA = WAt -WAt-1). (e) the number of strong winds of the current year, denoted as WIt; (f) the total temperature of the current year and the last year, denoted as T(t)+(t-1) (the unit is "c" and T(t)+(t-1) = T1 + Tt-1); (g) the precipitation of the last year (denoted as PRt-1, the unit is "mm"); (h) the total evaporation of the current year and the last year, denoted as E(t)+(t-1) (the unit is "mm", and E(t)+(t-1) = Et + Et-1); (i) the number of sunspots of the current year, denoted as SUt.
Using these denotations, the basic research model is specified as follows:
SAt = f(∆PO(t-2),∆L(t-2),∆It-1, ∆WA(t-3),WIt, T(t)+(t-1),PRt-1,E(t)+(t-1),SUt) (1)
Assume that the relationship between all the independent variables and the dependent variable is a linear relationship, and then the above function becomes:
Where α is the intercept, βi is the difference coefficient, and εt is the stochastic error term. Table 1 shows the statistical results from STATA using Negative Binominal Regression Model.
Findings
For the four human factors, the coefficient of population growth of the second over the previous year is 0.0778198; this means for 10-thousand population growth of the year before the last, the number of sandstorms increases by a factor of 1.080928 (=exp [0.0778198]), holding all other variables constant. The coefficient of abandoned land change of the year before the last is 0.0339688; this means when the abandoned land of the year before the last increases 10-thousand-"mu", the number of sandstorms increases by a factor of 1.034552 (=exp[0.0339688]), holding all other variables constant. The coefficient of farmer income change of the last year is -0.0025203; this means for one-Yuan increase of average farmer income change of the last year, the number of sandstorms decreases by a factor of 0.997483 (=exp [-0 .0025203]), holding all other variables constant. The coefficient of water flowing from upper reaches is -0.1029208; this means when water from upper reaches of three years before increases 0.1 billion m3, the number of sandstorms decreases by a factor of 0.902198 (=exp [-0.1029208] ), holding all other variables constant.
For five natural factors, the coefficient for the number of strong winds is 0.0168775; this means when the number of strong winds increases one unit, the number of sandstorms also increases 1.017021 (=exp [0.0168775]), holding all other variables constant. The coefficient of the total temperature of the current year and the last year is -0.0014684; while holding all other variable constant, when the total temperature of the current and last years increases one degree, the number of sandstorms decreases by a factor of 1.001469 (=exp[0.0014684]). The coefficient of the last-year-precipitation is 0.0002244; this means when the precipitation of last year incases one unit, holding all other variables constant, the number of sandstorms also increases by a factor of 1.000224 (=exp[0.0002244]). The coefficient of the total evaporation of the current and the last years is 0.0007246; this means when holding all other variables constant,
Table 1. The impact evaluation of artificial and natural activities on sandstorms in Minqin County
for a degree increase of the total evaporation of the current and the last year, the number of sandstorms increases by a factor of 1.000725 (=exp[0.0007246]). The coefficient of the number of sunspots is 0.0000589; this means holding all other variables constant, when the sunspots increase one unit, the number of sandstorms increases by a factor of 1.000059 (=exp[0.0000589]).
As to the constant 1.953222, this means the number of sandstorms will be 7.051371 (=exp [1.953222] ), when all other variables are zero. The significance levels of income change, wind, the total temperature of the current year and the last year, and the total evaporation of the current year and the last year are all below 0.01 (They are 0.001, 0.000, 0.004 and 0.000 respectively). The significance level of water from upper reaches is significant at 0.093 <0.10.
However, the population growth of the year before the last, the abandoned land of the year before the last, and the number of sunspots are 0.307, 0.516, and 0.413 respectively. They are not very significant. This means that there is no strong relationship between these factors and sandstorms. Theoretically, land use is often expected to have a positive relationship with sandstorms. Our empirical result, however, shows that although there is a positive relationship between abandoned land and sandstorms, their relationship is not very significant. One of the explanations for this result may be that the areas of cultivated land are almost the same over last 4 decades especially after 1962 ( Figure  2 ). Sunspots and precipitation are not significant (0.413 and 0.83). Although the number of sandstorms decreases over the last about 40 years, the precipitation is almost at the same level (Figure 3 ). The significance level of the constant is 0.027, which is less than 0.05.
Whose Fault: Government or the Farmers?
The empirical results show that although human factors may contribute to sandstorms, the greatest impact results from natural factors, such as the number of strong winds, the total temperature of the current and the last year, and the total evaporation of the current and the last year. Among the human factors, only farmers' income change of the last year is highly significant. Water from upper reaches is relatively significant.
Interestingly, different from the so-called common sense theory by some researchers that the number of sandstorms will increase with increased farmer income, this study finds that the number of sandstorms decreases when average farmer income change increases. Another relatively significant (p<0.10) human factor is water flow from upper reaches of the river. As its amount decreases, the number of sandstorms increases. Thus, it is unfair to blame the local farmers whose behaviors are generally deemed as major factors of the current increase of sandstorms.
Furthermore, the trend of the water flowing Figure 2 . The change of abandoned land areas over the last 45 years in Minqin County, 1956 from the upper reaches was continually decreasing (Figure 4 ), a phenomenon also mainly due to the impact of government policy. From 1967, the water flow dramatically decreased until the early years of the 1980s. The reason is that many reservoirs were built after the Hongyashan reservoir, as previously stated in this paper. Government policy encouraged people to build reservoirs. As more water was stored in upper reach reservoirs, water use of the upper reaches also dramatically increased. Although population may also contribute to the increase of sandstorms (not very significant), Chinese population, however, was strongly influenced by political factors during Mao's era from 1949 to 1976 and the one-child policy since 1974. Thus, population growth in China, at least in Minqin County, is in fact strictly controlled by the government. This can also be seen in Figure 5 , which illustrates that from 1960 to 1964, the population dramatically decreased in Minqin County. This decrease is not due to the natural factors but due to the failure of Mao's Great Leap Forward Movement. Many farmers died in these years. Afterwards, governments began to strongly encourage the farmer to bear more children to compensate for the population loss. After 1964, the population in Minqin began to increase again, until 1976. During this period of time, there was a one-time sudden drop in population, due to the Expansion of Anti-right Movement during the Great Cultural Revolution. Some died and many left. After 1973 After , especially 1975 , the high increase of population suddenly ceased until 1983. These are the years the One-Child Policy came into effect in Minqin County. From 1984 to 1989, the increase of the population was not very fast and had two stages-1984 to 1986 and 1987 to 1989-which reflected the implementation effects of the one-child policy under the different leaders of the governments. In the 1990s, the population also increased relatively quickly because the young men born from 1965 to 1973 began to have their own children. But after 1999, this increase was stopped due to the one-child policy and emigration of the farmers conducted by the governments because of the serious desertification in Minqin County.
In sum, governmental policy influence on loss of water flows and population fluctuation are rather significant. However, because the problems have been wrongly formulated, farmers are blamed for desertification, and governmental policies are formulated as such for helping the farmers to resolve these problems and banning farmers' participation.
Observations and Discussions
The case has vividly described a policy scenario in which a wrongly formulated policy problem led to a Figure 3 . Precipitation changes over the last 45 years in Minqin County, 1956 waste of resources and an ineffective policy outcome. Some authors attributed this result to the conspiracy of the powers against the under-privileged citizens. Shaw (1906) , for one, warned that all professions are conspiracies against the laity. To him, conspiracy means the power of profession. By virtue of their exclusive roles in the creation and legitimating of specialized knowledge, professions can control or manipulate the presumed beneficiaries of that knowledge in the service of their own ends. Simply, conspiracy means "using specialized knowledge to control or manipulate others." Furthermore, it also has the tendency "to disregard or distort the common sense understanding of research subjects and to disguise normative judgments as neural methodological assumption" (Catron & Harmon, 1981, p. 535) .
Although we are not in a position to defend or reject the conspiracy theory, it is obvious that more pertinent analyses and local residents' (farmers) participation in the process of problem formulation are lacking. For public policy-making, different policy actors are involved because of the division of labor. Political elites may not know all the information about the problem, but they have more political power. Experts, however, know something that political elites do not know and are able to provide explanations of the problem otherwise unavailable, but have limited political power. Citizens, or local residents, however, are neither in a position of power, nor of knowledge and information.
They tend to become the scapegoat. This natural tendency in the public policy process needs to be conscientiously addressed. Enthusiastic authors advocated a model of citizen participation in governance (Arnstein, 1969; Dahl, 1994; Fiorino, 1990; Fischer, 1993; Ostrom, 1990; Zimmerman & Rappaport, 1988) , yet the gap between the knowledge to decide and the power to decide is always in tension. The idea of inclusion should be able to increase rather than reduce the quality of problem identification and formulation. The public should be seen as citizens with local knowledge, rather than laypersons or ready scapegoats; the experts or scholars should move closer to the local sites; and the government should use its power to encourage participation of all stakeholders in the policy outcome and enable a collaborative relationship among all the policy actors (Yang, 2007) . After all, only when a policy problem is correctly formulated can the right policy actors be chosen, the right solutions be found, and the right strategies for implementation be structured. , 1960-2004 
